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Budget-Making for Maine Towns 

The adoption of an up-to-date system of budget-making by 
Maine towns is an essential step in the solution of their finan- 
cial problem. 

The financial problem of the typical Maine town is "to 
make both ends meet." That problem is becoming more and 
more difficult. Population and property valuation are increas- 
ing but slowly (in many towns not at all) while the demands 
for new and better services are growing by leaps and bounds. 
The citizens are demanding a pure and adequate water supply; 
inspected milk; better schools with domestic science, manual- 
training and commercial courses; better lighted streets; and 
good roads. Such demands must be met by the town which 
hopes to induce desirable citizens to make their homes within 
its borders, to draw new industries, and to share in the lucrative 
summer trade. The typical town, however, desires to meet 
these new demands without raising the tax-rate or increasing 
the valuation. For a high tax-rate, it is believed, is not only 
burdensome to the property owners but drives away new indus- 
tries; and an increased valuation increases, disproportionately, 
the burden of the county and the state tax. 

What solution, then, have our towns discovered ? A large 
number have followed the- line of least resistance. They have 
provided the new services and the improvements without rais- 
ing revenue, sufficient to pay for them. The result has been an 
annual deficit. The deficit, piling up year after year, in due 
time has been bonded and bequeathed for payment to the next 
generation. Statistics presented by the Census Bureau give a 
clear picture of the situation.* During the ten years from 1902 
to 191 2 the property valuation in Maine cities and towns taken 
as a whole increased about eighteen per cent., the tax-rate about 
eleven per cent., while the debt increased about seventy-three 
per cent. 

♦Bureau of Census, Wealth, Debt and Taxation, 1913. 
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6 BUDGET-MAKING FOR MAINE TOWNS 

The situation, however, is not wholly discouraging. Towns 
here and there throughout the State, realizing the danger, are 
seeking to meet the increasing demands without adding, unduly, 
to their burden of debt. The town of Eden, has turned to the 
manager plan as a means of securing greater efficiency in finan- 
cial affairs. Several towns, with a similar end in view, have 
adopted a business-like system of accounting and reporting. But 
even these reforms, important as they are, need to be supple- 
mented and completed by a modern system of budget-making 
before the town is in a position to solve fully its financial prob- 
lem. 

A majority of the Maine towns still vote their annual appro- 
priations in the traditional haphazard manner. The voters in 
the town meeting have, to guide them in voting appropriations, 
nothing except the unrelated, and unclassified articles in the 
warrant, and the financial items of similar character in the an- 
nual report. The chaff has not been sifted from the wheat". 
The needs of the town are not considered as a whole; nor are 
they considered in relation to the available revenue. The value 
of one activity is not weighed against that of another. Many of 
the articles, calling for large expenditures, are introduced by 
private individuals who have no comprehensive knowledge of 
the needs of the town. Often an unwise article, championed by 
a fluent speaker, is approved, while some necessary service is, 
perchance, entirely unprovided for. It is not uncommon for 
the articles near the top of the warrant to receive unquestioned 
approval, while equally important articles, accidentally coming 
near the end of the warrant, are summarily dismissed, after 
some "watch-dog of the treasury" with pencil and paper in hand 
announces that the town has already appropriated more than the 
usual amount. 

APPROPRIATION PROCEDURE IN NORWOOD, MASS. 

Among the New England towns, Norwood, Massachusetts, 
has devised probably the most satisfactory procedure for mak- 
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BUDGET-MAKING FOR MAINE TOWNS ^ 

ing appropriations. It has a committee, termed the "Finance 
Commission," which consists of three members elected for terms 
of three years. 

The work of the "Commission," relating to appropriations, is 
as follows: 

1. It demands from the several town officers "a detailed esti- 
mate of the appropriations required for the efficient and proper 
conduct of their respective departments during the ensuing 
fiscal year." 

2. From the above data the "Commission" prepares a de- 
tailed estimate of the expenditures of the town government for 
the coming year. At the same time it is required to prepare 
an estimate of: (a) the income from all sources of revenue other 
than taxation; (b) the probable amount to be raised by taxa- 
tion for each service. These estimates must be submitted to 
the selectmen not later than December 31st, — about three weeks 
before the annual town meeting. 

3. Finally, the "Commission" considers all the financial arti- 
cles in the warrant and submits to the town meeting a printed 
report with recommendations.* Norwood is now (March 
19 1 6) devising a form for appropriation items which promises 
to incorporate the most advanced principles of budget-making. 

THE "COMMITTEE OF TWELVE" IN BRUNSWICK, MAINE 

Progress toward a satisfactory budget-system is being made 
by certain Maine towns. The budget-making procedure in the 
town of Brunswick, for example, is worthy of special notice. 

Each year the Moderator, in the town meeting, appoints a 
"Committee of Twelve." The committee is a non-partisan body 
composed of the leading business men of the town. It is the 
duty and practice of the committee to make a thorough study 
of the financial condition of the town; examine the estimates of 
the various officials and the privately introduced financial arti- 

* Massachusetts, Acts and Resolves, 1914, chap. 197. 
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cles in the warrant; compare the proposed items of appropria- 
tion with the amounts appropriated the previous year; hold a 
public hearing in which the requests from the citizens of the 
several sections of the town are heard and discussed; and sub- 
mit a printed report with recommendations to the town meeting. 
The value of the service performed by the committee was 
especially apparent in the recent (March 6, 1916) town meet- 
ing. The committee submitted to the town the following report : 



REPORT OF THE COMMITTEE OF TWELVE 

The Committee of Twelve makes the following recommenda- 
tions : 

Regular Appropriations 

Art. 5. Support of the poor $ 5,000 00 

Art. 6. Needy soldiers and their families 500 00 

Art. 14. Repair of highways 10,000 00 

Art. 15. Fire department, including new hose ... 3,300 00 

Art. 16. Town debt 5,ooo 00 

Art. 17. Interest 4,000 00 

Art. 18. Contingencies 4,000 00 

Art. 19. Street lights 4,95^ 00 

Art. 20. Abatement of taxes 800 00 

Art. 21. Police department, including a police 

matron 2,300 00 

Art. 22. Memorial day 15000 

Art. 23. Public library 1,400 00 

Art. 26. Discount for early payment of taxes . . . 600 00 

Art. 29 and 30. State aid road 1,466 00 

Art. 32. Sprinkling Maine street 300 oc 

Art. 34. Bridge on Bath road 1,50000 

(We understand that this is compulsory.) 

Art. 57. Village Improvement Society 200 00 

$50,285 83 
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BUDGET-MAKING FOR MAINE TOWNS 9 

The School Committee requests the following: 

Common schools $ 2,500 00 

Repairs and insurance 2,000 oc 

Text-books and supplies 2,000 00 

Supt. of schools and committee 1,300 00 

Manual training 200 00 

Domestic science 300 00 

Free high school 5,ooo 00 

Fire escapes in primary schools 400 00 

$ 13,700 00 

The above sums with the probable increase in the county tax 
will amount to as large an appropriation as the total last year. 

Any further appropriations would necessarily result in an in- 
crease in the rate of taxation and the Committee unanimously 
recommends the dismissal of all such articles. 

The Committee unanimously suggests for the consideration of 
the Town a change in the election of Selectmen beginning next 
year as follows : Elect one for three years, one for two years 
and one for one year and thereafter one to be elected each year 
for a three year term. This will lead to a more efficient control 
of the town affairs. 

The Committee recommends July ist as the date when taxes 
shall become due and payable with a discount of iJ/^% for pay- 
ment at that time. Interest to be computed from November ist. 

Respectfully submitted, 
Brunswick, Me., March 2, 1916. Committee of Twelve. 

The financial articles in the warrant and the recommenda- 
tions of the committee had been explained in the Brunswick 
Record in the issue of the previous week. In the town meet- 
ing the report was in the hands of each voter. As the successive 
financial articles in the warrant came before the town, the Mod- 
erator called the attention of the voters to the recommendation 
of the committee and announced the amount appropriated last 
year. 
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The articles of the warrant called for an expenditure of al- 
most $12,000.00 over and above the amount recommended by 
the committee. When the first important article, which the 
committee had opposed was reached, the chairman of the com- 
mittee took the floor and emphatically explained that the ap- 
proval of each article in addition to those recommended by the 
committee meant raising the tax-rate proportionately; and that 
the approval of all the articles meant an additional tax of three 
or four dollars on the thousand. The town saw that the simple 
issue before it was whether it would authorize a tax-rate of 
$24.00 to $26.00 on the thousand or vote down the unapproved 
requests. The town did not hesitate in making the decision. 
The total amount appropriated was only $367.00 more than the 
total recommended by the committee; and what is of equal im- 
portance, every appropriation recommended by the committee 
was approved without modification. The result was that the 
necessary and important -activities of the town were amply pro- 
vided for, and at the same time the tax-rate was kept down to 
$21.00 — the rate of last year. 

WHAT AN APPROPRIATION COMMITTEE 
MAY ACCOMPLISH 

The "Committee of Twelve" has proved itself an indispen- 
sable check upon unwise and extravagant appropriations. Upon 
the constructive side, however, the committee still has much to 
accomplish. 

The committee may profitably consider not only the question 
of the amounts to be "raised and appropriated" from taxes, but 
the whole financial program for the ensuing year. Among the 
agents of government in the town, the "Appropriation Commit- 
tee" is in the best position to consider and present a "work pro- 
gram" for the coming year. In fact, concerning many activities 
it should plan for several years. For example, an effective pro- 
gram for highway improvement must extend over a number of 
years. When the citizens of a town know that a comprehensive 
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THE ESSENTIAL STEPS IN BUDGET-MAKING 

First. The committee brings together for its guidance and 
consideration the following data: 

1. A balance sheet showing the exact condition of the town, 
— what the town owes and what are its available resources. 

2. A summarized and classified statement of the financial 
transactions of the previous year (or years) showing the total 
revenue classified according to sources and the total expendi- 
tures classified according to objects. An excellent example of 
what such a statement should be is found in the 1916 report of 
the town of Eden, (Bar Harbor) Maine. 

3. Estimates by the several town officers (selectmen, over- 
seers of the poor, commissioner of highways, etc.) setting forth 
in detail the needs of the several offices and departments for 
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I 

plan for highway improvement is being worked out in the inter- ? 

est of the town as a whole, then the perennial flood of unrelat- 
ed articles in the warrant on road improvements will cease. 

The appropriation committee best serves the town when it 
estimates as closely as possible the available revenue and recom- 
mends its distribution among the several activities of the town i 
so as to accomplish the greatest possible good. This end can [ 
be gained only by weighing the value of activities, one against I 
the other; by considering which should be increased and which ' 
decreased, what new activities should be undertaken and what 1 
old ones discontinued. 1 

The work of the committee in wisely distributing the total J 

revenue will be greatly facilitated if the items of the appropria- 
tions are drawn up according to a uniform classification such as 
is used in the more advanced municipalities. The several activ- 1 

ities thus become units of appropriation. The town, in voting 
the budget gives to its officers specific orders to perform certain 
services, and at the close of the year, the town report using the 
same classification shows how^fully the officers have obeyed the 
orders. i( 
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the ensuing year. The estimates show in detail the objects of 
the proposed expenditures. In fact, they present a proposed 
"work program" with the estimated cost of carrying the pro- 
gram into effect. Comparisons are made with the present year, 
decreases and increases are explained, and reasons are given 
for proposed new work. These estimates should be submitted 
to the committee at least thirty days before the annual town 
meeting. 

4. Financial articles placed in the warrant by private indi- 
viduals. Such articles should be considered in their relation to 
the financial program as a whole. After such a proposed 
budget-system is permanently established, private individuals 
will soon appreciate the advantage of having their requests in- 
corporated in the recommendations of the committee rather than 
in separate articles. 

Second. A public hearing for the consideration of the official 
estimates and the requests of private citizens is held not later 
than seven days prior to the town meeting. The requests from 
the citizens of every section of the town are heard, public 
opinion is ascertained and the public is influenced to give a 
more favorable reception to the final report of the committee., 

Third. The complete report and recommendations are pub- 
lished in the local newspaper during the week immediately pre- 
ceding the town meeting. Expert advice is thus combined with 
adequate publicity, both of which are necessary for successful 
popular government. 

Fourth. The final report with the recommendations of the 
committee is printed and distributed to the voters in the town 
meeting. 

The following is the 191 6 report of the "Committee of 
Twelve" of the town of Brunswick, modified to conform sub- 
stantially to the classification and comparative data suggested 
by the practice of certain Massachusetts towns :* 



^ 



♦See the reports of the appropriation committees of Nor- S 

wood, Wakefield and Manchester, Massachusetts. 
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A COMPARATIVE ANALYSIS OF THE EXPENDI 
TURES OF CERTAIN MAINE MUNICIPALITIES 
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BUDGET-MAKING FOR MAINE TOWNS 17 

The above diagram and table of figures were prepared by 
Professor Hormell and the class in Municipal Government in 
Bowdoin College, assisted by Professor Langley. 

The classification of the objects of expenditure is substantial- 
ly that of the Census Bureau, Such a classification is used by 
municipalities in at least twelve states having a system of uni- 
form accounting, and by many progressive municipalities in 
other states. The town of Eden, (Bar Harbor) Maine, last 
year adopted the classification for its accounts, and the 1916 
report of that town is probably the most complete, most inform- 
ing and most satisfactory among the town reports in Maine. 

The value of the uniform classification is two- fold: ist. The 
expenditures for the several activities ("Charities," "Educa- 
tion," etc.) during the past year may be compared with those of 
previous years. 2nd. The cost of an activity in one town may 
be compared with the cost of the same activity in another town. 
For example from a comparison of the Brunswick expenditures 
for 1915-1916, as given above, with those of Bar Harbor, as 
presented in the 1916 report, it is discovered that out of each 
$100.00 expended each town spent $6.37 for "General Govern- 
ment;" for "Protection of Persons and Property" Brunswick 
spent $7.91, Bar Harbor $11.32; for "Education" Brunswick 
$26.10, Baf Harbor $22.21 ; for "Water Rents" Brunswick $4.07, 
Bar Harbor $2.45 ; for "Interest" Bnmswick $3.69, Bar Harbor 
$6.07. An equally interesting comparison may be made rel- 
ative to the per capita expenditures. 

The figures presented in the above diagram and table were 
compiled from the Brunswick Town Reports. The items in the 
"Contingency" account (an account abolished in up-to-date ac- 
counting practice) were distributed among the several classes 
to which they logically belong. For example, from the "Con- 
tingency" account in the 1916 Report, the $12.86 paid to the 
Water District was credited to the "Water" account ; the $77.66 
paid the truant officers was credited to "Education;" the items 
of salary of the Selectmen, Treasurer, etc., running expenses of 
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various offices, printing, etc., were compiled under the title 
"General Government." "Protection of Persons and Property" 
includes such items as "Fire," "Police," "Moth Extermination," 
and "Armory." "Unclassified" comprises such items as "Me- 
morial Day," "Band Concerts," "Cemetery," and the irreducible 
remainder in the "Contingency" account. 

The comparative analysis presented in the table shows a total 
increase of 22.8 per cent, in this year's expenditures over those 
of last. However, 2.18 per cent, of the increase is accounted for 
by the net cost of the High School building and the Unitarian 
Church. Considering only the regular expenditures the total 
increase in the cost of the town's activities amounted to only 1.3 
per cent. 

A comparison of the total and per capita cost of the several 
activities, this year with last, reveals an increase in seven and a 
decrease in four. The activities showing the most noteworthy 
increase are "General Government" 16 per cent., "Protection 
of Persons and Property" 33.8 per cent., "Charities" 15.2 
per cent., "Soldiers* Aid" 43 per cent, and "Education" (reg- 
ular) 1 1.3 per cent. In the "Highways and Bridges" ac- 
count there is a decrease of 19. i per cent., and in the "Health 
and Sanitation," "Interest," and "Unclassified" accounts there 
is a decrease, but the total of these is too small to be of material 
importance. 

Turning to the "proportion of the total" column one discovers 
that three activities have increased their proportion of the total 
over that of last year: "Protection of Persons and Property," 
(increase due to the building of the armory for the militia), 
"Soldiers* Aid" and "Education." 

The information given by such a comparative analysis will 
increase in value as the number of years included in the com- 
parison is increased. The towns which adopt the standard 
classification of accounts and compile each year comparative 
tables will soon possess financial statistics of great value. 



1 A .C#C7l#/c%j<£^<^ 



Comparative Analysis of the Expenditures of 
Eleven Maine Municipalities 

The. comparative study of municipal expenditures, presented 
in the following diagram, was made by the course in Municipal 
Government at Bowdoin College, during the first semester, 
1915-1916. 

The municipalities included in the study were selected largely 
upon the basis of the interest of the members of the course. 
The figures for Gardiner, Maine, were those tabulated in the 
annual report of that city. Those for the Massachusetts 
municipalities were taken from a table given in the "Eighth 
Annual Report on the Statistics of Municipal Finances," pub- 
lished by the Massachusetts Bureau of Statistics. For all other 
municipalities the figures were compiled from their annual re- 
ports. Since there was no opportunity "to go behind the re- 
turns" the study could be no more accurate than the financial 
reports of the municipalities selected. There were about as 
many methods (not systems) of accounting and classification of 
expenditures as there were cities and towns studied. The large 
number of items relegated to the "contingency" and "miscel- 
laneous" accounts made iftost difficult the task of redistributing 
the expenditures among the uniform classes. For example, in 
a number of reports there was a large irreducible remainder of 
such items as "labor," "expenses," "services," and "supplies." 
The class to which they logically belonged in no way could be 
discovered. Hence, they were included in the "Unclassified" ac- 
count along with "Memorial Day" and "Cemeteries," which ex- 
plains the rather large proportion in the "Unclassified" account 
in several municipalities. 

The expenditures compared are those for municipal purposes 
only. Among the several municipal services, it is interesting to 
note that "Education" has the highest proportion, the average 
for the eleven municipalities being 31.32 per cent. All the 
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cities Studied, with the exception of Gardiner, are below the 
average and all the towns, with the exception of Brunswick, 
are above. "Highways" has the next highest average, 23.45 per 
cent. Again all the cities are below the average while the 
towns, with the exception of Lisbon and Sanford, are above. 
For such services as "Protection of Persons and Property" and 
"Health and Sanitation" the cities spend a much larger propor- 
tion than do the towns. An even more striking difference rel- 
ative to such services is seen in the comparison between the 
Maine and the Massachusetts municipalities; the average of 
"Protection of Persons and Property" in the Maine cities is 
8.24 per cent, while that of Massachusetts cities is 14.20 per 
cent.; "Health and Sanitation" in Maine cities averages 2. 11 
per cent., compared with 7.20 per cent, in Massachusetts cities. 
Such differences are to be expected from the fact that with the 
increase in urban population the demands for fire and police 
protection greatly increase, and the cost of sewage and garbage 
disposal rapidly advances. That the proportion for "Charities" 
in four of the six towns is above the average, while the pro- 
portion in all but one city (Lewiston) is below, was, however, 
a surprising discovery to the members of the course. 

The comparisons presented in the above diagram give rise 
to many interesting questions. Why does Brunswick spend so 
small a proportion of her total on "Health and Sanitation?" 
The answer is that the "Brunswick Village Corporation" builds 
and maintains the sewers. Why does Foxcroft spend so little 
on "Protection?" Inquiry brought out the fact that it has a 
separate water district which assesses and collects its own taxes 
and supports the fire department. Why does "Water" amount 
to such a large proportion in some of the municipalities and 
very little or nothing at all in others ? It is found that in certain 
municipalities the water plant is owned and operated by the city 
or town while in others the water is provided by either a separ- 
ate water district or a private company. 
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Making proper allowances for such unusual differences, a 
comparison of the type of the one here presented throws much 
light upon what the cities and towns are doing with their money 
and what activities they consider to be the most worth while. 
One of the first discoveries made in pursuing the study was that 
the town and city reports, as they are now drawn up, are worth- 
less for comparative purposes. The following diagram illus- 
trates in a small way what may be done for all the municipal- 
ities in Maine when uniform financial statistics are collected 
and published. 
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Bureau for Research in Municipal Government 

PUBLICATIONS 

No. Title. 

1. Municipal Accounting and Reporting, Orren Chalmer 

Hormell, Feb. 19 15, (edition exhausted). 

2. Budget-Making for Maine Towns, Orren Chalmer Hor- 

mell, April, 191 6. 

WORK OF THE BUREAU, 1915-1916 

The purpose of the bureau and the work accomplished dur- 
ing its first year were stated in the Bulletin, Municipal Re- 
search Series, No. i, page 23. Besides distributing the bulletins 
among the cities and towns of Maine, the bureau has assisted a 
number of municipalities in reorganizing their accounting and 
reporting systems through the loaning of materials and per- 
sonal advice. In a few instances municipalities have been aided 
in securing speakers on municipal affairs. The more important 
work of the bureau, however, has been the collecting and cata- 
loguing of materials for the use of the students in Bowdoin 
College. Special attention, this year, has been given to material 
upon municipal finance. . 



